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STUDY OF OVERSEAS ADMINISTRATIVE PERSONNEL 
PROBLEMS 


TUESDAY, MARCH 16, 1954 


Hovusk or REPRESENTATIVES, 
INTERNATIONAL OPERATIONS SUBCOMMITTEE OF THE 
COMMITTEE ON GOVERNMENT OPERATIONS, 
Wash ington, dD, ¢ 

The subcommittee met, pursuant to call, at 10 a. m., in room 1324, 
New House Office Building, Hon. Charles B. Brownson (chairman 
of the subcommittee) presiding. 

Present: Hon. Charles B. Brownson (chairman of the subcom- 
mittee), Hon. Katharine St. George, and Hon. Harrison A. Williams 
Jr 

Also present: Maurice J. Mountain, staff director; Edward (¢ 
Kennelly, counsel; and Miss Chesley Prioleau, clerk 

Mr. Brownson. The meeting of the International Operations Sub- 
committee of the House Committee on Government Operations will 
come to order. 

On December 2, 3, and 4, 1953, the International Operations Sub- 
committee held hearings to consider certain problems confronting 
the Department of State in the administration of its complex personnel 
program. During these hearings we had the pleasure of hearing Mr 
Philip Young, Chairman of the Civil Service Commission, who 
inder the provisions of Executive Order 10452, is also adviser to the 
President on personnel matters. Mr. Young told us briefly of a 
study that he was making, in his capacity as the President’s adviser 
of overseas personnel policies and problems throughout the Govern- 
ment. Mr. Young pointed out that altogether the departments and 
agencies have over 180,000 civilian overseas employees, including 
citizens and noncitizens; and that the laws and regulations applying 
to these emplovees vary widely from agency to agency and some 
times, as in the case of the State Department, within an agency as 
well 

This situation naturally results in many real or alleged inequities 
and has a serious effect on the morale and effectiveness of our over- 
seas representation. The International Operations Subcommittes 
has, therefore, a keen interest in Mr. Young's study since at least 
part of it will be dealing with problems of the Foreign Service with 
which this subcommittee has been concerned. We are not here 
this morning to conduct an inquiry into Mr. Young’s study; rather 
ve are simply availing ourselves of this opportunity to keep abreast 
of developments in this broad field in which we have a specific and 
continuing interest 

Mr. Young, we are glad to have vou and your staff assistant 
Mr. Henry DuFlon, here this morning to tell us about the pres 
status of this important work. 

Will you proceed, please? 











oP STUDY OF OVERSEAS ADMINISTRATIVE PERSONNEL PROBLEMS 


STATEMENT OF PHILIP YOUNG, PERSONNEL ADVISER TO 
THE PRESIDENT; ACCOMPANIED BY HENRY DuFLON, STAFF 
ASSISTANT 


Mr. Youne. Mr. Chairman, I am very happy to have this oppor- 

nity to present to vou and the members of the committee a progress 
report on what we are doing in this study of overseas personnel 
problems 
(Again I would like to point out, if I may, sir, the fact that I am 
appearing not as Chairman of the Civil Service Commission this morn- 
ing but in my capacity as personnel adviser to the President under 
Executive Order 10452. That Executive order gave me certain 
responsibilities with respect to reviewing overall personnel functions 
in the Government, and I think section 1 (c) of that order is the most 
appropriate to the present study and J would like to read that if ] 
may In making reference to the Chairman of the United States 
Civil Service Commission section 1 (c) states that he- 


hall undertake on behalf of the President and in collaboration with the Bureau 
e Budget a program designed to raise the level of effectiveness of personne] 
agement in the executive departments and agencies to improve steadily al 
nnel management systems and to bring about the proper coordination it 
nnel management among the executive departments and agencies 


As you know, Mr. Chairman, pursuant to these instructions of the 
President, we undertook this study of overseas personnel problems, 
starting early last summer, and have been moving ahead, I believe, at 
a very satisfactory rate considering the complexities of the situation 
since that time. 

This problem has a very broad background. It has been studied 
many times in part, a piece here and a piece there, but very little 
effort has been made in the past to attempt to bring the whole picture 
into focus. ‘The position of the United States in the free world today 
and the role of leadership which it necessarily has to assume has made 
this complicated job an increasingly important one. 

Our present approach to this problem is not a revolutionary ap- 
proach in the sense of attempting to develop a single new overseas 
personnel system, but rather to study existing systems and to develop 
what we might describe as a planned relationship between the systems 
which are already operating in order to achieve coordination and more 
effective personnel management on all fronts. 

Mr. DuFlon will explain in detail our approach as we go into his 
presentation this morning. 

This morning we will be talking principally in terms of the overseas 
personnel problems of the State Department, the Foreign Opera- 
tions Administration, and the United States Intormation Agency 
Of course, there are many other United States employees working 
for other departments in foreign areas, especially those employed by 
the Department of Defense. These other agencies, however, do not 
bear the same relationship to the foreign affairs problem confronting 
this committee as do the three particular agencies that I have 
specified. 

[ think, Mr. Chairman, that it would be most constructive at this 
point if Mr. DuFlon could continue with this detailed presentation of 
where we stand now in the form of a progress report for you and the 
members of the committees 
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Mr. Brownson. Thank you very much, Mr. Young. 

Mr. DuFlon, would you like to take over? 

Mr. DuFion. Our presentation breaks into four parts. The first 
part concerns itself with a broad statement of the problem as we see it, 
accompanied by the program that we have tried to initiate to meet 
that problem; the second part can be described as the program ap- 
proach; the third part concerns the need for a foreign affairs personnel 
system, and lastly the fourth part covers the speci proposals that 
we have made toward the development of such a System to date 

First, we would like to offer an analysis of the overseas problem as 
we see it, and then outline our action program. The problem can be 
described in a number of ways. We would like to discuss it from 
the standpoint of size, complexity, and importance: size, in the sens¢ 
of numbers of people and numbers of agencies involved; complexity, 
in administration and in systems; importance, in both a general and 
specific way 

I would like to refer your attention to a chart to indicate the size of 
the problem: 


\ > Fi 
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| ISL. OOO 
The size of the probl m in numbers is roughly this: There are 29 


Federal agencies with emplovees outside the continental limits of the 


United States. There may be more; we have counted at least 29. 
These agencies currently employ on a full-time basis about 85,000 
United States citizens ‘and 96,000 noncitizens, a total of 181,000 
people as of October 1953. This figure does not include, of course, 
uniformed personnel oi the armed services, nor does it include almost 


half a million aliens who work for our Federal Government overseas 
on a contract basis, using the term ‘contract’? in a broad general 
sense. We have put our reference to these contract personnel as a 
footnote to the chart because the remainder of our presentation does 
not concern problems that relate to those 427,000 people. 

We have used rounded figures on this chart not only as a conven- 
ience but because we find that one of the problems we run into in trying 
to deal with overseas personnel matters is the unreconciliability of 
figures as gathered from different sources within government. ‘That 
is one of the problems we are working on. 

Mrs. St. GeorGe. I was going to ask a question about those 427,000 
who are on contract, but I take it you are coming back to that and you 
have « plained it a little Some of these peopl are Americans, then, 
working for foreign companies? 

Mr. DuFton. No; they are all aliens; and, as far as I know, in this 
figure they are all working for the Department of Defense. 

Mrs. St. GrorGe. I see 

Mr. DuFLon. A study is currently being conducted by the Bureau 
of the Budget and we are working with them. The Bureau is studying 
the problem at the request of Senator Byrd and his joint committee 

Now we would like to show vou another chart which indicates the 
size of the problem: 
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This chart offers us not only a breakdown between United States 
citizen civilian employees and noneitizen employees, but also a break- 
down within those two categories by location in the sense of fort igen 


areas or territories lhe circles Indicate agency employment by pel 
centage. We are using the term “territories’’ on this chart in the 
sense ol all areas whi h are not loreig countries This Is, OL Course 


an oversimplification as we have grouped such divers ‘as as the 


are 
Panama Canal Zone and the Commonwealth of Puerto Rico under 
the broad term “‘territories Kor the purpose of out studv, howeve! 
we believe the division is a useful one ln many ways 

Some of the discussion that concerns overseas problems, ol course 
is concerned with abuses of one type or another In re ading or hear 
ing of so-called gravy train incidents, | think there is often a confusior 
relative to how many people are potentially involved in such inci 
dents If we have a total of roughly LSO,000 people working for the 
United States Government overseas, exclusive of those on contract 
and if we are talking about the actions of United States citizens in 
foreign areas, then we are talking really about the actions of 30,000 
people and not about the actions of 180,000. A chart of this type 
helps to make these distinctions 

It is also useful in giving some indication of why, for example, in 
the territories, we have such a large number of aliens in our employ- 
ment. The answer, of course, Is to be found 11) Panama W he re we have 
aliens from the Republic of Panama working for us in the Canal Zone 

In addition to its size, the overseas problem is made complex 
through differences in systems and administration. In the territort 
for example, if you take the matter of allowances, allowances are 
determined under civil service jurisdiction, whereas in foreign areas 


those allowances are determined by the Department of State | 
speak of this as a complexity and not in criticism of performance 
Coordination between the two groups is well carried out. However 


I do not think that there is any doubt that it would be to the advan- 
tage of the Government to have these determinations made in one 
place. We have currently in Puerto Rico, as you know, a situation 
where the 25 percent cost-of-living allowance was sudd nly done away 
with for the local Puerto Rican employees of the United States Goy 
ernment. That has been the subject of a special study going into the 
question of the appropriateness of the action taken and then th 
appropriateness of the regulation on which the action was taken 
What happens in Puerto Rico is obviously of coneern to the govern 
ments of South America and in particular the governments of norther 
South America, and to try to pret nd, for example, that a determina 
tion made in an agency that has jurisdiction over the territories in 
this matter does not affect the Department of State which has sucl 
determination for foreign areas is, I think, to be unrealistic 

Now, in getting further into overseas management and administra 
tion problems, we find that management in foreign areas is conducted 
under what we could call four major personnel systems. Here we art 
talking about United States citizen employees 


49167—54 o 
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18.7 pereent of the employees in foreign areas serve under the 
provisions of what we would call the Foreign Service of the State 
Department. Within that system we can identify three separate 
categories: Foreign Service Officers, Foreign Service Reserve, and 
Foreign Service Staff 

5.6 percent serve under the provisions of what could be called the 
Foreign Service of the Foreign Operations Administration, in three 
separate catego! ies therein: Foreign Service Reserve, Foreign Service 
Staff, and point 4. 

1.1 percent serve under the provisions of the Foreign Service of the 
United States Information Agency within two separate categories: 
Foreign Service Reserve and Foreign Service Staff. 

The largest number, 71.6 percent, serve under the civil-service 
system, 93 percent of them serving in the Defense Department and 
the balance in 14 other agencies 

Now, I appreciate that what constitutes a personnel system is a 
matter of definition. That is also true, of course, on what constitutes 
a category. Our point here is merely to say that there are sufficient 
barriers to the transfer of personnel and sufficient differences in the 
treatment of personnel that for all intents and purposes we have four 
different systems operating overseas. I do not believe we are being 
picayune. I am told that within point 4 alone there are actually three 
different ways of handling personnel—once again depending on the 
definition used. If anything, our example could be criticized for being 
more simplified than it should be. 

One of the projects we are currently engaged in is drafting legislation 
for the current session of the Congress relative to overseas pay and 
personnel practices. This legislation is being prepared as part of a 
report called for by the Manpower Utilization Subcommittee of the 
House Post Office and Civil Service Committee. Among other things, 
this committee called for recommendations on the standardization of 
base pay overseas. We found quite soon in our study that it would 
be quite impossible to bring lasting improvement to the base pay 
situation overseas separate from trying to effect an improvement in 
the total Federal structure. To explain how we arrived at that con- 
clusion we prepared a summary statement, six pages in visual form. 
I have brought copies with me. This summary visual explains some- 
what the complexities of the base pay problem and why we think it 
cannot be handled separately overseas from the total Federal pay 
problem. 

(The statement referred to follows:) 


FEDERAL EMPLOYEES’ BasE Pay—How Ir Is Frxep OveERSEAS 


There are 35-40 independent systems used overseas. 

Widely differing principles and policies govern these systems. 

The 181,000 Federal employees stationed overseas are paid in practically as 
many different ways as are the 24% million in the United States. 

Kach of the 29 agencies operating overseas requires free interchange of personnel 
between overseas and stateside operations. Differences in pay systems compli- 
cate this flow. 

The overseas pay situation is so complex and interrelated with the domestic 
that it cannot be solved outside the total Federal pay pictur 

The total picture 
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\MIr. DuFLon. We found that overseas there are 35 to 40 different 

ystems of base pay, 10 variations in allowances, and 18 different 
recruitment systems 

Mr. Brownson. May I see that last chart for just a minute? The 
one that shows management is conducted under four major personnel 
systems 

Mr. DuFion. In addition to looking at the problem in the sense of 
size and complexity, we can also consider the importance of the 
roblem—in particular, its impact on the implementation of United 
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States policy. On that point it is clear that even if we know what 
our policy is overseas, it is often very hard to follow that eatie y because 
of the artificial barrie ar geayenng by these systems 

More specifically and in an illustrative sense, we can state the im- 
pact of the problem this way: 

There is no ready transferability to meet Government needs between 
any of the 4 systems overseas and between the United States head- 
quarters and overseas missions in any of the 4 systems 

There is friction between cmployeos of the four major systems on 
pay, status, benefits, and career opportunities. Of course, cass 
friction exists not only among employees but between admuinistrati 
groups; there womelde rable competition among these various agencies. 

Cost to the Government results from costly recruitment, costly 
turnover, and duplication of administration 

Another result is the lowering of United States prestige abroad, the 
lack of necessary coordination, and the inability to recruit and retain 
the desired level of competence. The problem could be defined in 
many more ways 

One thing that we have found since we have been on this project 
is that the nature of the overseas problem varies with the person to 
whom one is talking. The problem, of course, to each individual is 
dictated by such facts as that in their position they have been unable 
to do some thing or they have not received the proper coordination 

‘been able to retain the people that they wanted to retain. It was 
‘ake after we had studied overseas problems for a period of weeks that 
we could establish any set pattern out of these individual experiences 

Mr. Brownson. The problem as you have it stated there makes it 
peculiarly a problem which is of interest to this subcommittee, charged 
as it is with the problem of examining overseas oper: oa for economy 
and efficiency. As you have the problem stated, it can pretty well 
be summed up as economy and efficiency, using aioiaees as somewhat 
synonymous with effectiveness 

Mr. DuFton. | have just made a statement of the problem in very 
general terms. You might ask us what type of program we conceive 
of that might meet this problem 

The program in a very general way is conceived of in this sense 


Tue PROGRAM 
scope 
All phases of overseas pay and personnel practices 
Foreign areas, territories of the United States 


United States citizen civilian employees, non-United States citizen employees 
Nature—Recommendations for administrative and legislative actior 
Comprehensive program by January 1, 1955: Legislative proposals for the 
Ist Session, 84th Congress 
Preliminary steps as necessary or desirable: Legislative proposals for the 2d 
session, 83d Congress. 
Goal: 
Establishment of sound and effective management practices 


Klimination of inequities to individuals 
Establishment of broader career opportunities in foreign affairs 
Improvement of United States prestige abroad 
The scope of our program is very broad—all phases of overseas 
pay and personnel practices in both foreign areas and territories of the 
United States covering both United States citizen civilian employees 
and non-United States citizen employees. The wide area in which we 
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intend to conduct our program was not chosen because we felt that we 
were sufficiently knowledgable to cover all of this in the time available 
or were sufficiently strong in numbers, but rather that we could not 
seek causal reasons for some problems without taking as our area of 
study all pertinent areas. We found that as soon as we arbitrarily 
drew the line at some particular point, an artificial note would enter 
our study. I can explain that better, perhaps, in this way: You will 
note that we have been talking about civilian employees and that 
uniformed personnel have not been a part of our study. On the other 
hand, for comparison purposes it is necessary to study military person- 
nel policies and practices so that we can reduce inequities that might 
exist between civilian and military personnel. We have got, at least, 
to be aware of how the uniformed groups are treating their personnel 
and what they plan to do in the future, so that we can develop a 
planned relationship between civilian and military personnel. Toward 
that end we met last fall with Admiral Womble’s group through As- 
sistant Secretary Hannah’s office in the Department of Defense. We 
have also received the Defense and State Department material that 
was called for by Chairman Dewey Short’s committee, the Committee 
on Armed Services. That committee has gone into the relationships 
between uniformed personnel and the Foreign Service officer career 
group in the State Department. 

Mr. Brownson. What is the official title of the admiral’s group, 
do you know? 

Mr. DuF ion. Yes; a special ad hoe committee on the future of 
military service as a career, called for by the Joint Chiefs of Staff. 

I mention military practices only in explanation of why we of neces- 
sity must have a rather broad program scope. The complexity of 
our program is such that I do not believe we will be able to submit a 
comprehensive action program until January of next year, and this is 
not because we do not realize that immediate action is desirable. 

In those areas where action is necessary or where there is no reason 
why we should wait until other recommendations are made, we are 
trying to make such action recommendations to the current session 
of the Congress; or if steps are of an administrative nature, trying to 
make the administrative recommendations that are necessary. An 
example of the type of corrective action that can go forward without 
reference to a framework that would be more comprehensive is, for 
example, the matter of dete rmining the hours of work overseas at 
those tropical posts where the 2-hour siesta period in the middle of the 
day is a local custom. A good many groups going abroad have noted 
that in conformance to statutory requirement we are determining the 
hours of work overseas on the basis of the normal hours of work in the 
United States—that is, 6 a. m. to 6 p.m. This means that if you 
want to work the normal workday period, either you have to disre- 
gard the local custom and the prob 7” ms that that entails, or you have 
to keep the group 1 hour over 6 p. m. and pay a 10 percent differential 
for the extra hour worked. This " due to the fact that there is no 
administrative flexibility in determining the hours of work in tropical 
climates. That is the type of thing we do not have to wait until 
January 1955 to do something about. That is one of the proposals 
going forward to the current session of the Congress. 

Our goals are also broad. First of all, establishment of sound and 
effective management practices. I might comment on that just a 
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second to say that we purposely say “management” and not ‘“‘person- 
nel” because the meaning of the word “personnel” is a matter of defini- 
tion and we do not mean personnel in the sense that we are concerned 
only with employment and recordkeeping or some other limited 
definition of the word; but rather we are concerned with all manage- 
ment practices in the sense of the effectiveness of teams of people 
working together toward given objectives. 

Another goal is the elimination of inequities to individuals. Of 
course, that is one of the larger categories. A great many people feel 
that most of our overseas problems concern inequities. 

Still another goal: establishment of broader career opportunities in 
foreign affairs. Since the State Department, FOA, and USIA are all 
primarily concerned with foreign affairs, this is a complex area 

Finally we have as a goal improvement of United States prestige 
abroad. While United States prestige is a result of many factors it 
can also be analyzed as a separate problem. 

That, in a very general way, is the program that we envisage to 
tackle the problem as stated. 

Steps taken to date are these: Mr. Young has already referred to 
Executive Order 10452, dated May 1, 1953, which established the 
office of adviser to the President on personnel management matters, 
and for the first time afforded the executive branch an oppnesenite 
to conduct a study of this type. In the absence of a true Federal 
personnel agency there has never been an executive branch agency 
that had a right to look over the walls of the varying personnel systems. 
As you well know, the Civil Service Commission does not have a 
jurisdiction in the Foreign Service Act field, nor does it have a juris- 
diction over personnel in TVA, Atomic Energy, and some other 
agencies. This project is being conducted in the White House so that 
we can truly look into all phases of government personnel matters. 

Our program in part stems from the President’s message to Congress 
on June 1, 1953, accompanying Reorganization Plans 7 and 8 of 1953. 
Those plans concerned FOA and USIA. In the accompanying mes- 
sage, the President stated that he was not satisfied with the provisions 
contained in those plans relative to the handling of personnel; and 
that he would request that the matter be studied critically and that 
recommendations be made for a better solution. That is one of the 
reasons that we started our project and it is one of the reasons we gave 
first priority to the situation in the State Department, FOA, and 
USIA. 

On July 29, 1953, a letter went out to 14 agencies that were deter- 
mined to have a major interest in overseas personnel problems. That 
letter, which I believe is a part of your previous hearings, touched on 
the problems that had been exposed by previous study groups; it 
suggested some characteristics of approach that might do something 
about these problems; and finally it asked for the designation of an 
individual from each of these agencies to deal with the task force 
that would be set up to study and to ¢ arry out an action program. 

In addition to these hearings, we are currently submitting legislative 
proposals to the Post Office and Civil Service Committee of the House. 

Up to now we have touched briefly on the overseas problem and the 
program that we envisage to do something about that problem. 

Now I would like to spend a few moments on the program approach 
that we have adopted. The first thing that we did when we started 
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this study was to take a look at what others have thought in the"past. 
We have selected excerpts from some 15 reports that have been made 
and broken them down into work-note form. These reports extend 
from 1946 to 1953. As you know, a lot of good reports have been 
written in the past and a lot of the criticisms made then, or analyses 
made then are still valid. 

We have gone through these previous reports to find out ‘which 
were good recommendations and still needed but for some reason or 
other never got to an action phase. 

We have broken these reports down and assembled them in four 
different notebook sections. The first section is concerned with basic 
concepts, principles, and objectives in the foreign-affairs field. This 
material was excerpted from the following reports: The committee 
report accompanying the Foreign Service Act in 1946; the Hoover 
Task Force on Foreign Affairs; Hoover Foreign Affairs Committee 
Report; Hoover Personnel Report; Hoover Overseas Administration 
Report; the Rowe-Ramspeck-De Courcy Report; State’s Personnel 
Improvement Program; State’s Personnel Improvement Program 
Analysis; Brookings Institution Study; Sayre-Thurber; Senator Olin 
Johnston; J. Scott; Temple University. These are just the obviously 
abbreviated titles of studies that have been made and which we have 
used as work notes. The second section of our notebooks is entitled 
“Organization and Systems.’’ We broke this section into three 
volumes. These notebooks are not as awesome as they look. They 
are printed on one side and double spaced so that they will serve as 
true work notes. That is their purpose. We are using them as 
work notes for our own task force. 

Section 3, Pay and Personnel Practices, is broken down by personnel 
headings followed by the report titles. The fourth section is not com- 
pleted. It will concern itself with trying to draw a continuity picture. 
For example, some of the criticisms that were made of ECA organiza- 
tion obviously have no bearing on FOA, but some that relate to han- 
dling of personnel have 

In addition to taking a look at what others have thought in the 
past and utilizing that material, we are taking a look at current opinion. 
We have worked up spread sheets on which we have in 5 adjoining 
columns an expression of opinion from the 5 agencies most concerned 
in personnel management in foreign areas: State, Defense, FOA, 
USIA, and the Civil Service Commission. 

We have broken these down into three major headings. One con- 
cerns itself with United States citizens who are employees in foreign 
areas, one with United States citizens in Territories, and one with 
aliens. In each of these categories we have 20 subheadings and an 
expression of current opinion from each of the 5 agencies on each 
subheading topic. 

These have been revised on a continuing basis since we started. 
The revisions have occurred because of adding information rather than 
because of changing opinion although in a couple of instances changes 
have been made because the agency shifted its viewpoint. 

In beginning our study we relied heavily on a catalog of existing 
overseas pay and personnel practices that was compiled in response to 
Public Law 201, section 5 (b) of the 83d Congress by the Budget Bu- 
reau and the Civil Service Commission. It is contained in a Senate 
committee print of the Post Office and Civili Service Committee. 
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Senator Olin Johnston’s report on overseas problems covers the first 
12 pages of the Senate committee print and the rest is really this joint 
study conducted by the Bureau of the Budget and the Civil Service 
Commission on overseas pay and personnel practices. 

This catalog has served us in two ways. First of all, it has served as 
areference. Itis the basic document on existing policies and practices. 
And it offers us an organization plan for subject matter. We have 
keved our material to it. While this joint study is dated April 1, 
1952, we have checked through to see whether or not the practices 
that are explained therein are still in effect and I would say that in 
98 percent of the cases they are. The problems are often aggravated 
beyond the statement made therein. Even the size of the problem 
which we described in terms of people as 180,000 was roughly the same 
in 1952 as now. 

We have even keyed out work-note material into this study. When 
we looked into the determination of base pay, for example, we got up 
a spread analysis sheet and on each subject covered page references 
were made to the catalog of existing practices. 

I go into that simply because a lot of the material that we have 
makes reference to that booklet for statements of existing practice. 

That, then, is our general approach to the problem that we have 
set up. 

[ would like now to get into that part of the presentation that 
concerns itself with the development of a foreign affairs personnel 
system. 

A basic conclusion regarding the nature of the problem was reached: 
That United States Government activities overseas fall into two broad 
categories. We would be first to admit that this is an oversimplifica- 
tion, but I think for our purposes of trying to handle the various 
groups of problems it is justifiable as a breakdown. First we say that 
United States activities in part are projections or extensions of domes- 
tic activities; for example, most Defense Department activities in 
foreign countries or most activities of agencies in territories, agencies 
like the Weather Bureau, Coast and Geodetic Survey, and Federal 
Airways, CAA. Then there is a second type of activity overseas: 
representations to and dealings with foreign governments, assistance 
to foreign economies, and information on United States aid to foreign 
peoples. Examples of this type of activity may be found in State 
Department, FOA, USIA, Defense attaches, and military missions 
We Say that the first croup, the extensions of domestic activities 
overseas, are largely a concern of the civil service. The second group 
is best covered now by a separate foreign affairs personnel system. 
That requires a little explanation. 

First of all, let me explain what we mean by the word ‘now. 

I do not think there is any doubt that if enough thought and enough 
time were devoted to it, one personne ‘| system for all pe ople who work 
for the Government could be developed with appropriate subsystems 
as necessary. Almost every report that has been submitted in the 
past hedges on that point by stating that for the time being a special 
system is needed, but that in the long run there is no reason for 
separate systems. And that is what we do, too. I do not think there 
is enough reason to believe that day is at hand that we could bring 
any immediate relief —‘‘immediate’’ meaning the next 2 or 3 years 

to this overseas personnel problem without setting up a foreign affairs 
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personnel system apart from the regular civil service. We do think, 
however, that we should be aiming at all times toward one eventual 
system that would permit maximum utilization of all people who work 
for government irrespective of the agency in which they work, and 
Thi lum career Opportunities 

ai ll United States Government interests dictate that insofar as 
practi abl \ uniform pay, allowances S, and benefits of all types shoulp 
be provided for both groups—foreign affairs and civil service. They 
iia dictate that transfe rability between the groups should be facili- 
tated to the degree possible, so that the Government would have 
maximum manpower utilization and so that there would be greater 
flexibility in the event of crises, expansion, contraction, and so forth. 

Steps have already been taken toward both of these objectives 
not adequate steps by any means, but steps in the right direction. 
For example, in our current legislative proposals we have an omnibus 
bill on allowances and differentials which is aimed at more uniform 
treatment of personnel; and then the Civil Service Commission is 
working with the Department of Defense to extend the competitive 
service overseas. All agencies will benefit from this initial work on 
extension of the competitive service 

In planning the extension, we are thinking of attempting to make 
such modifications in the civil service regulations as will more nearly 
meet the needs, the operating needs overseas, of those agencies utiliz- 
ing the civil service system 

Mr. Brownson. By the way, Mr. DuFlon, when it comes to the 
part in this testimony that you would like to give the committee 
some information that you are not ready to have completely un- 
wrapped yet, if either you or Mr. Young would indicate that you 
would like to have that off the record for the time being, | am sure 
the press would be happy to respect that 

Mr. Youne. Thank you, Mr. Chairman. With the permission of 
the committee, | would like to confer with Mr. DuF lon for a moment. 

Mr. BrowNson Surely 

Short recess. 

Mr. DuFton. The major concern of this presentation is with the 
second group of United States activities abroad and the establishment 
of a foreign affairs personnel system. The question arises, Why is 
this new system needed? A new foreign affairs personnel system is 
required to complement, first of all, Reorganization Plans Nos. 7 and 
8 of 1953 concerning FOA and USIA. A new system is also require xd to 
provide means whereby agencies other than State can obtain, develop, 
and retain career people, and to facilitate more effective use of em- 
plovees at home, abroad, and across agency lines 

I might amplify those slightly. We might address ourselves to 
the question, for example, Why not the civil service and why not the 
Foreign Service? 

First of all, why not the civil service? The civil service in its cur- 
rent form does not provide planned-career development necessary in 
foreign affairs. It leaves the development largely to individual 
initiative. The procedural requirements of the civil service emphasize 
qualifications for specific positions in the United States and were not 
devised to meet varving overseas staffing requirements. 

Mr. Brownson. Mr. DuFlon, when you talk about civil service 
not having or not offering a plan for career development, have you 
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examined into whether or not that planned-career development is 
‘ssential overseas or whether that is just an attitude which prevails 
idely among employees serving overseas which should certainly be 
erutinized before it is accepted? 

Mr. DuFiton. We have looked into that to the extent, for example 
that we feel that there are elements in overseas activities that require 
career development and then there are others in which the program- 
staffing approach, if you want to call it that, is far more important 
The relationships and the emphasis, relative emphasis, between the 

vo is the subject of study right at the moment \ctually, of course, 
career development is desirable in the civil service, too, but for the 

ime being, we say that a Foreign Service system is required. It is 
ineconomical and impractical to apply many of the detailed rules 
and procedures of the civil service to overseas staffing the way it is 
currently set up. It is too time consuming to modify the vast body 
of detail to adapt it to foreign affairs 

Now, in the instance of why not the Foreign Service, we feel pretty 
nuch that the Foreign Service was designed solely for the Foreign 

Of course, it was not supposed 


Service of the State Department 
\et is the only act, as 


to be anything else. The Foreign Service 
far as | know, that was designed for overseas personnel management; 
and in that sense, of course, it is verv useful, But it was designed 
for the State Department and not our other foreign-affairs 
agencies. As a matter of fact, I believe it was written by planning 
roups within the Department of State, supplemented by the House 


Foreign Affairs Committee 
The Foreign Service Act is not easily extended to other foreign 
f The Foreign Service Act is not easily 


just 


affairs agencies and programs 
extended to include present civil service employees of State and other 
reign affairs agencies. The act itself did not envisage or provide for 
he variety and scope of present-day foreign affairs activities 

One of the things we are looking into is whether the Foreign Service 
\ct emphasizes career diplomat development with inadequate provi 
sion for program staffing or for development of top-flight administra 

ve and program operators as distinguished from diplomatic repre- 
reporting, and so forth 


entation, negotiation 
these conclusions wert 


Based on the foregoing, 
That there is a current need for a foreign affairs personnel svstem 


That this foreign affairs personnel system must have a planned 
and, I might add, with all 


reaches 


relationship with the civil service system 
ther systems of personnel management 
We are not 


\Ir Yor NG. We speak there of A personnel S\ stem 
consolidated svstem but rather a planned 
svstems that are 


e 


thinking in terms of a single, 
relationship between existing operations of the 
already in effect 

Mr. DuFton. In discussing planned relationships, part of that 
planning is planning in the sense of looking for explainable relation- 


ships in existing systems and where there are not explainable relation- 
ships, considering that a field for inquiry 

Development of a foreign affairs personnel system, in our opinion, 
should be undertaken as a White House staff project. That is because 


there is no personnel agency in the executive branch that can look into 
all existing personnel systems. This project should be conducted 
under the direction of the President’s adviser on personne! Mr 
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Young, utilizing a task force composed of qualified, experienced 
persons, proceeding with the advice of a foreign affairs personnel 
advisory group to be appointed by the President 

Mr. Brownson. Would it be your concept, Mr. DuFlon, that a 
loreigD affairs personne! adVisory group would include those with 
both governmental and business experience in the employment and 
itilization of overseas personnel? 

Mr. Young. | think, if Il might reply, you have reference to a kind 
of a group in which you would get the most realistic balance and 
ODyeCctiv1ity 

\MIr. Brownson. The Government has something to learn from 
\ramco and Coca-Cola, people who have solved personnel problems 
worldwide on a business basis? 

\Ir. Youne. Those comp inies that you speak of, and others operat- 
ng in the foreign field, have deve loped very sound training programs, 
or orientation programs in terms of educating their personnel on what 
they are going to have to meet and how they are going to have to live 
and with respect to the customs and the religions and special situations 

Mr. Brownson. From a matter of pay, promotion, leaves, trans- 
portation, and all that type of thing, your Foreign Service personnel 
are not opera iting in a vacuum. It does not take long after reaching 

station to find out ‘had the prerogatives and privileges of the 
overseas employees of the United States corporations doing business 
here are and if your leave policy is vastly different from theirs, 
vou create just as much cua one way or the other as you 
create between two different departments. 


Mr. Youn Especially where you have the interests of the com- 
panies and the interests of the United States Government working 
very closely together in a given area, which I hope they usually are. 

Mr. Brownson. There might be some competition for employ- 
ment there 

Mr. Youna. Inevitably 

Nii ,ROWNSON Has that advisory group been appointed vet, 


the President’s advisory group? 

Mr. DuFlon. No, it has not Our thought is that its usefulness 
will come into being as material is developed to the point where 
alternatives of interim policy decisions, if you want to call them 
that, can be taken up. Until that time, we would in effect, have 
an advisory group with no meetings. That has not been set up. 

We have, however, set up a task force in the sense that we have 
on detail from various agencies individuals who are helping in trying 
to develop those alternatives and these individuals are representative 
of the problems in the sense that they have a knowledge, as individuals, 
ot the field into whl h we are vetting, but the are not representing 
the agencies from which they come We are pretty fortunate, | 
think, in getting some people that we have asked for from the State 
Department, USIA, and other agencies on that committee We are 
not confining our consideration to State, FOA, and USIA, but also 


soliciting advice and opinion from Commerce for example, \cri- 
culture, and others who get into the foreign affairs tield 

Now, in trving to develop some of these questions that will need 
resolution as we V0 ae we will lave to at some point come to our 


advisory group and ask that determinations be made on such ques- 


tions as these 
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Should the new statute be an amendment of the Foreign Service 
Act of 1946; or should it be a new statute completely? Should it 
be detailed like the Foreign Service Act or should it be broad and 
general? 

Should the personnel system cover domestic personnel of the State 
Department? Should it consider domestic personnel of other foreign 
affairs agencies such as USIA and FOA? overseas personnel of othe: 
agencies -Agriculture, Commerce, Labor, Health, iKdueation, and 
Welfare? 

How shall State, FOA, and USTA participate in tl 
of the new system? 

How about Agriculture, Commerce, Labor, and Health, Education 
and Welfare? 

As you know, there are currently legislative proposals for a separate 
Foreign Agricultural Service and the Department of Commerce has 
made proposals to the Department of State for rather wide variations 
on the existing setup to handle their problems 

Mr. Brownson. Are those proposals being made on purely admin 
istrative or executive level, or are they proposals that would involve 
legislation; do you know? 

Mr. DuFton. I think in both instances they would require legis 
lation, if adopted 

Mr. Brownson. That legislation has not vet been drafted; has it 

Mr. DuFton. The legislative proposals from the standpoint of 
\griculture have been drafted 

Mr. Brownson. Have they been introduced? 

Mr. DuFion. I do not believe they have been introduced 

Mr. Brownson. I am trying to think, in my own mind, under o 
system of referral, what committee those would wind up in 

Mr. DuFton. I believe the Agriculture group is handling the 
agriculture one. Where it will go from there, | do not know 

Mr. Brownson. That might not create a really integrated personne 


administration 


» 


system if each legislative committee handles the legislative proposa 
for its particular agency 

Mr. DuFton. With 29 agencies operating overseas, | can imagine 
that this would cover quite a Tew committees 

Mr. Youna. We have something of the same probl 

Mr. Brownson. I believe there are 29 committees 

Mr. DuF ton. Another question to be resolved is where sha 
regulation-making authoritv be located-——delegated in the President 
or in the agency head, or where? 

Those are suggestions of the questions involved 

If | may go off the record a moment 

Extended discussion off the record 

Mr. DuFion. We have as part of our total program projects 
other than the foreign affairs personnel system development and cur- 
rent legislative proposals relative to allowances and differentials 
home leave, travel, transportation, and hours of wor! One of those 
| believe, we touched on earlier is the extension of the competitive 
civil service Overseas initially in the Department of Defense. We 
are also working with the Committee on Retirement Policy for Federal 
Personnel, the so-called Elliott Kaplan committee, and that relates 
to both United States citizens and aliens. We are working with th: 
Bureau of the Budget on the problem relating to employment ol 
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ucl alien labo overseas The half a million persons that we 
erred to earlier are aliens under contract We are also dealing with 
special problems as they have come up in Puerto Rico, Panama, 


ind Alaska We are conducting a project relative to housing as the 
pre blem confronts all agencies, because this is something that does not 
reiate tO any one agency and has a major bearing on the overseas 
operations of all. We have a project relative to the validity of over- 
Labistics 

\Irs. Sv. GrorGr. It would vastly increase the expense, would it 
lot, to substitute foreign employees with American nationals over 
t hae world? 

Mir. DuFuon. I think it would One reason we have gotten into 
the contract situation as we have is because there is a saving Wher 


there are security problems, then those at separate. 
Mir. Chairman, [ think that concludes what we had in mind for the 


resentation 


\Irs. St. GEORG! | would like to ask : question about this foreign 
affairs p> rsonnel advisory FrTOUDp Is the plan to set that up as a per 
manent advisory group that would travel around the world, that would 
function year in and year out? Or is it just to be one of these com- 


missions that meets sporadically and looks over a few things and then 
forgets about them in between? Personally, I think if they are to be 
of value they would have to be in session most of the time, not only 
here but abroad as well 

\Ir. Young. That is being developed now, Mrs. St. George. I think 
| can assure you that the group will be a working group which will 
contribute substantially to the knowledge and recommendations of 
this particular program 


Mrs. Sv. GrorGe. Because it seems that this could be a very val 
ble group if it really is a full-time job which it well can be and if 
they are von? to vo and travel to the different parts of the world, and 
see what is really going on first hand [ think it would be extremely 


valuable, otherwise I do not think they would amount to very much 
Nii Younae. I would think that would devi lop out of this project 
as it goes along as to the part such a gro ip might play in the long 
nge estimate of the program 
\I ,ROWNSON \\ hat would be the task ol that SrOUD compared 
vith the group recently appointed in the Department of State? 
Mr. Youne. The scope of this projeet is much broader than the 
study recently established in the Department of State, which is 
limited to a very narrow field in terms of discussing departmental 


personnel and the career diplomatic Foreign Service. There is no 
niflict between these two. They are complementary to each othe 
\fr. Wittiams. Do these long worksheets represent your proposals? 
Myr. DuFLon. They are rightfully named work notes in that original 


editions were largely staff opinion. We now have official correspond- 
ence, in almost every instance, where opinions are stated. By this 


ime where we have gotten up to perhaps the current worksheets repre- 
sent fifth or sixth revisions 

Mr. Wituiams. This is your group, not from the agency 

Mr. DuFLon. Our group 

Mir. Witurams. Another thing 

Mr. Young. | am not too sure [ understood your question cor- 
rectly 
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\Ir. Wituiams. | wondered whose proposals these were that are o1 
t 


these worksheets 

Mr. Youna. This is an analysis of opinion from th 
ments and agencies 

Mir. WiutiaMs. I see 

Mi Yo NG This does no recommend any series of specihe pro 
posals by this study group 

Nii WILLIAMS This isa breakdown of thei propo als? 

Mii Yo NG \ worksheet lor comparative analysis 


Mir. WILLIAMS | vot the u pression that tentatively vou e mo 


Various depart 


novin 
n the direction of two personnel systems, one covering ¢1\ ervi 
employ es abroad, and the other, all others State and so on 
Mi 1) LON That is correct And we are trving to Make then oO 
forward simultaneously so that improvements in civil service, as 
odified fe overseas, Wi ‘ara relationship to what we are doin 
for the foreign affairs agence 


Mr. Witurams. With an ultimate integration of those tw that 
thre idea? 

Mr. DuFuion. Ideatly, | think that would be the res or the ult 
mate go 

Mr. Youne. I think o1 time tell on that | thir { oO 


1} 
should bi pointed out that a foreien affairs svsten ich a \ re 
talking about here which is the mt elt mnship of « Sting ste 

in the field ather than a new consolidated system. has the net effect 
awpropos of vour question \I ( hairman Oo} really strenet he nine the 
eareer Foreign Service o hat General Smith likes to term he 
diplor mntic service group | oes NOt Mm anV wav weaken or dilute 
tend to merge or consolidat t| roreren diplomatic corp vith any 
other foreion service group 


Mr. Brownson. Thar ul vel Lu Mr. Youn ni 
Mr. DuFlon, for this very instructi presentatlo our anhalvs 


| 1 \ 
of the verseas persone problem and the s | hh have been 
taken by thi White House office to deal with 

As | by eve vou Know \\ 1’ eartie larl hnterested 1 ( nina 
the operation of the For n Service Act o 946 and related tore | 
personne] activities l an re that | an peak for m eoilea ] on 
the subcommittee whet | i\ that Ce appl i Oni! wh 
here this morning and giving us this verv helpful and { ! Ore Lio 

Are there an further questions at this time? 


\irs. St. Georce. No, Mr. Chairman 
Mr. Wituiams. | have none 
Mr. Brownson. There being no more bus 3S tO come bHelore Un 


| 44 ] 4 ‘ 6 | ‘ 
subcommittee at thi hn ie meet c ii Md adyjo 


7} , : - ¢ } 
Whereunor n | ic. 7 Lhe ce Ltee rmrurn 





